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Preface and Acknowledgments

Connecting Low-Income Fathers and Children:  A Guide to
Practical Policies is designed to assist state policymakers in

their consideration of policies related to low-income families.
It is intended to provide simple and concrete information about
the challenges facing low-income fathers and offers a range of
feasible policy alternatives that directly confront these barriers.
Because more mothers and children leave the welfare rolls due
to employment, sanctions and time limits, it is vital that these
families have access to the emotional and financial contribu-
tions that fathers can make.   The policies discussed here are
designed to highlight ways that states can help to guarantee
this goal by ensuring children benefit from two involved par-
ents—even if parents are unmarried.

This guide was developed under the leadership of the National
Conference of State Legislatures’ (NCSL) Advisory Commit-
tee on Responsible Fatherhood.  The committee is part of the
Nurturing Responsible Families Project under the direction of
Dana Reichert at NCSL.  To complete this project, the advi-
sory committee undertook numerous hours of constructive
dialogue and debate, conducted interviews with low-income
fathers, visited fatherhood sites and embraced the expertise of
their colleagues to work through the complicated and often
contentious issues surrounding low-income fathers and their
families.  The committee provided a basic framework for
ideas and concepts that allowed NCSL staff to compile a
written product that is intended to serve the needs of
policymakers—particularly state legislators.

The committee is comprised of state legislators, state agency
officials, program practitioners, advocates and research ex-
perts who represent diverse regional, political and cultural
backgrounds.  Members of the committee include co-chairs
Representative Gilda Cobb-Hunter of South Carolina and
Representative Ken Svedjan of North Dakota; Representa-
tive Mark Anderson of Arizona; Representative Evelyn Lynn
of Florida; Representative John Martinez of Connecticut;
Senator Elaine Syzmoniak of Iowa; Representative Rod
Wright of California; Pauline Burton, child support director
in Colorado; Pat Wilson-Coker, commissioner of Social Ser-
vices in Connecticut; Jerry Hamilton of Children Up Front;
Joe Jones of the Center on Fathers, Families and Workforce
Development; Geraldo Rodriguez of the Parents’ Fair Share
Programs; Peter Spokes of the National Center on Father-
ing; Vicki Turestsky of the Center on Law and Social Policy;
Daniel Ash of Partners for Fragile Families; Dianna Durham-

McLoud of the National Center for Strategic Non-Profit Plan-
ning and Community Leadership; and Dana Reichert and
Sheri Steisel of the NCSL staff.

The author acknowledges and commends the dedication and
commitment of the members of the advisory committee, in
particular their willingness to learn and become engaged
with individuals who share different socioeconomic back-
grounds, viewpoints and various levels of political astute-
ness.  Their contributions increased the quality of this pub-
lication immeasurably.  The author thanks the program prac-
titioners who opened the doors of their programs and the
fathers who agreed to share their stories.  These programs
include The Center on Fathers, Families and Workforce De-
velopment; Los Angeles County Parents’ Fair Share; Con Los
Padres; The Institute for Responsible Fatherhood and Fam-
ily Revitalization; East Harlem STRIVE; and the Horizons
Program at Tomoka Correctional Facility.  In particular, the
author thanks the individuals who provided insightful com-
ments, suggestions and encouragement throughout various
states of the publication.  They include Daniel Ash; Dianna
Durham-McLoud; Vicki Turetsky; Ron Mincy of the Ford
Foundation; and Scott Groginsky, Teresa Myers, Sheri Steisel
and Jack Tweedie of the NCSL staff.  Special thanks to Leann
Stelzer and Scott Liddell of the NCSL publications staff for
their patience and creativity.
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“I was very proud
I helped make the

child, so it’s my
duty to be a good

provider as well as
a role model.”

Members of the NCSL Advisory Committee on Responsible Fatherhood
(some members not pictured).  Top row, L to R:  Dana Reichert, Daniel Ash,
Geraldo Rodriguez, Representative John Martinez and Ron Mincy.  Bottom
row, L to R:  Co-chair Representative Gilda Cobb-Hunter, Dianna Durham-
McLoud and Assemblyman Rod Wright.
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Glossary

Arrearages—Amount of back child support owed by father
to either the state for welfare benefits paid to a mother and
child, or to the mother directly.

Brown Amendment—Section 901 of the federal welfare re-
form law that gives state legislatures appropriation author-
ity over TANF and 15 percent of Welfare-to-Work funds.

Compromising Arrearages—The state’s ability to forgive a
portion of a state debt owed by an obligor for past due child
support for amounts of welfare payments paid to a mother.

Deadbeat Dads—Fathers who can support their children
but choose not to.

Deadbroke Dads— Fathers who would provide for their chil-
dren but cannot, either because they are unemployed or do
not make enough to support themselves and their children.

Default Order—An automatic order if a father fails to ap-
pear for court.  Child support amount based on presumed
income.

Downward Modification—A reduction in the amount of a
child support order based on the financial circumstances of
the parent.  Can be used when a parent’s employment or
income changes enough to make it unfeasible to pay the
current order of support, or when an initial order has been
set too high.

Enhanced Child Support Enforcement—Focusing attention
on cases that typically have been low priority and develop-
ing an appropriate course of action using a combination of
nontraditional methods like downward modification, refer-
ral to employment services and parenting skills.  These ser-
vices usually involve partnerships with other entities—such
as the court system and community-based organizations—
that deliver specific services.

Federal Share—The portion of money that a state must pay
back to the federal government for every dollar of collected

The following programs are highlighted in various parts of
the text.

Brothers to Brother
Wake County Health Department
Raleigh, North Carolina
Delmonte Jefferson
(919) 250-3990

California Department of
Health Services

Office of Family Planning
Sacramento, California
David Ginsburg
(916) 657-0769

Center for Fathers, Families and
Workforce Development

Baltimore Maryland
Joe Jones
(410) 367-5691

Children Up Front
Racine, Wisconsin
Jerry Hamilton
(414) 631-7744

Con Los Padres
Bienvenidos Family Services
Los Angeles, California
Bobby Verdugo
(323) 728-7770

Georgia Fatherhood Initiative
Child Support Enforcement Division
Atlanta, Georgia
Frances A. Barry
(912) 430-4346

Healthy Teens Center
Landover, Maryland
Darryl Bryant
(301) 386-0134

Jobs or Jail: Fathers that Work
Marion County Prosecutor’s Office
Indianapolis, Indiana
(317) 327-1800

Kairos Horizon Residential Prison
    Unit
Tomoka Correctional Facility
Daytona Beach, Florida
Mickey Griffen
(407) 629-2083

Program Contacts

Kentucky Cabinet for Families
 and Children

Frankfort, Kentucky
Cary Willis
(502) 564-6786

Institute for Responsible Fatherhood
    and Family Revitalization
Washington, D.C., Partner
Bruce and Cesalie Jenkins
(202) 396-8320

Non-Custodial Parent Project
Illinois Department of Public Aid
Joe Mason
(312) 793-0193

Non-Custodial Parent Employment
Project

Gulf Coast Jewish Family and Mental
Health Services Inc.

Clearwater, Florida
Michael Bernstein
(727) 538-7460

Office of Family Support
Access and Visitation Program
Baton Rouge, Louisiana
Julie Alleman
(225) 342-4780

Parents’ Fair Share Programs
Los Angeles County
Geraldo Rodriguez
(323) 260-3861

Parents’ Fair Share
State of Missouri
Dave Damico
(816) 889-5183

STRIVE, East Harlem
New York City, New York
Rob Carmona
(212) 360-1100

Young Leaders AcademyBaton Rouge,
Louisiana
Kurt Bennett
(225) 346-1583

Advisory committee members listen to fathers.  L to R:  Sheri Steisel,
Representative Gilda Cobb-Hunter, Dianna Durham-McLoud, Geraldo
Rodriguez and co-chair Representative Ken Svedjan.
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child support in exchange for receiving federal funds to op-
erate child support enforcement programs.

Fragile Family—Low-income, never-married parents and
their children.

Front-Line Workers—Child support or welfare agency em-
ployees who handle direct client services or case manage-
ment functions.

Hard Skills—Job skill training focused on a specific skill like
typing, computer training, welding, etc.

Imputed Income—Level of income determined by the court
based on earning capacity, willingness to seek employment or
other factors that may be different than the presented evidence
of earnings.

IV-D Agency—The agency responsible for administering the
child support program in a state.  Called IV-D because Title
IV-D of the Social Security Act of 1975 required states to cre-
ate a child support division.

Mandatory Minimum Amount—A child support award set
at a minimum amount (between $20 and $50) that cannot be
lowered by a court.
Minimum Presumptive Amount—Child support award set
at a minimum amount (usually $50) that can be lowered
based on presented evidence.

MOE/Maintenance of Effort—The amount of state money
a state must spend each year to qualify for the federal TANF
block grant.

Obligee—Person who is to receive child support.

Obligor— Person responsible for paying the child support.

Pass-Through—State option to give collected child support to
families who receive welfare, foregoing reimbursement itself
for cash expenditures.  Looked upon as an incentive to increase
father payment of child support and mother cooperation with
support enforcement efforts.

Peer Support—A type of service that provides fathers an op-
portunity to learn about their rights and responsibilities as fa-
thers, discuss problems and issues with other fathers, and de-
velop an increased sense of esteem in their roles as fathers, men
and partners through regular meetings with other fathers.

Soft Skills—Job skill training focused on attitudinal changes
such as appropriate work attire, conflict management, work
ethic or getting along with co-workers. NCSL advisory committee members, Parents’ Fair Share staff and

participants.

TANF—Temporary Assistance to Needy Families block grant
that replaced Aid to Families with Dependent Children
(AFDC).  Allows states considerable flexibility in providing
services for poor families.  Allows states to determine eligibil-
ity, including eligibility for fathers who are not married and
who may not live with the mother of their child.

Team Parenting Plan—A plan developed between a mother
and father outlining ways they will jointly take responsibility
for raising their child.  Helps unmarried couples discuss these
issues in the absence of a court-ordered arrangement.

Underground Dads—Dads who provide support to their fami-
lies without disclosing such support through formal systems.

Underground Support—Informal or in-kind support that a
father may provide to his family in lieu of paying directly
through the court system.

Unliquidated Obligation—The amount of unspent federal
TANF funds available to a state that the state intends to
spend based on existing contracts or agreements specifying
expenditures.

Unobligated Balance—The amount of unspent federal TANF
funds available to a state for which no agreement or intent to
spend has been set forth.  Also referred to as “rainy day” or
reserve funds.

Welfare-to-Work—A grant to states created in the 1997 Bud-
get Reconciliation Act for investing in services targeted toward
the hard to serve welfare population or low-income fathers
whose children have received TANF.

Wrap-Around Services—Smooth transition between one
agency to another, minimizing the need for multiple access
points for different services.
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Fatherhood Resources

Ash, Daniel.  Parents as Partners.  Wisconsin: Center on Fa-
thers, Families and Public Policy, 1998.

———. “Public Policy: Case Studies Show Dads Aren’t Dead-
beats.” Report: Family Resource Coalition. Winter 1998-
99.

———.  Face to Face With Fathers: A Report on Low-Income
Fathers and Their Experience with Child Support Enforce-
ment.  Wisconsin: Center on Fathers, Families and Public
Policy, 1997.

Doolittle, Fred, et al. Building Opportunities, Enforcing Obli-
gations: Implementation and Interim Impacts of Parents’ Fair
Share.  New York: Manpower Demonstration Research
Corporation, 1998.

Evaluation Study of Non-Compliant Obligors, Final Report Pre-
pared for the Minnesota Department of Human Services Child
Support Enforcement Division.  Washington, D.C.:  Maxi-
mus, 1997.

“Fathers Say Why They Don’t Pay.” Children Today 24, no.
2 (1997).

Gallagher, Megan, and Sheila Zedlewski. “Income and Hard-
ship: Poverty Among Children.” Snapshots of America’s
Families. Washington, D.C.: Urban Institute, 1999.

Garfinkel, Irwin, et al.  Fathers Under Fire. New York: Russell
Sage Foundation, 1998.

Harris, Kirk E., Ph.D.  “Crafting Cooperative Agreements:
Community-Based Organizations and Child Support En-
forcement.” Collaborator, Winter 1998.

Holmes, Cheryl, M.P.A.; Karen Homer, M.S.; and M. Gail
Myers, M.S.W.  Institute for Responsible Fatherhood Process
Evaluation Report.  Tennessee: University of Tennessee,
College of Social Work Office of Research and Public
Service, 1998.

Jobs or Jail: Fathers that Work.  Marion County Prosecutor’s
Office, Child Support Division, 1998.

Kaplan, April.  “Father-Child Relationships in Welfare Re-
form.” Welfare Information Network, January 1998.

Levine, James A. and Edward W. Pitt. New Expectations, Com-
munity Strategies for Responsible Fatherhood.  New York:
Families and Work Institute, 1995.

The Lewin Group Inc.  State Financing of Child Support En-
forcement Programs: Briefing on Findings. Prepared for
the Assistant Secretary for Planning and Evaluation,
Office of Child Support Enforcement, U.S. Department
of Health and Human Services, Nov. 23, 1998.

Maclanahan, Sara. ”Dispelling Myths About Unwed Parents.”
Mayor’s Task Force on Fatherhood Promotion. Washington,
D.C., June 14, 1999.

Maclanahan, Sara, and Irv Garfinkel. Fragile Families and
Child Well-Being Studies.  Columbia University: June
1999.

May, Rebecca.  “Arrearages Can Become An Obstacle to Sup-
port for Low-Income Families: Is this What We Wanted?”
Collaborator 4, Winter 1998.

Mincy, Ron.  “Hearing on the Fatherhood Initiative.”  Testi-
mony Before the Subcommittee on Human Resources of the
House Committee on Ways and Means.  Washington, D.C.,
July 1998.

Morgan, Laura. Child Support Guidelines.  New York:  Aspen
Law and Business, 1999 Supplement.

Office of Child Support Enforcement.  Action Transmittal 93-
04, March 22, 1993.

———.  1998 Preliminary Data Report.  Washington, D.C.:
Division of Policy Planning, May 1999.

———.  Policy Interpretation Question (PIQ) 99-03.

Pruett, Kyle D. “Child Development: The Difference a Dad
Makes.” Report: Family Resource Coalition 15, Spring
1996.

Reichert, Dana.  Broke But Not Deadbeat: Reconnecting Low-
Income Fathers and Families.  Denver:  National Confer-
ence of State Legislatures, 1999.

Roberts, Paula.  A Possible Project on Low-Income Fathers and
Child Support.  Washington, D.C.:  Center for Law and
Social Policy,  Aug. 13, 1998.

Roberts, Paula. “Setting Support When the Noncustodial Par-
ent is Low Income.” Memo to Interested Parties. Washing-
ton  D.C.:  Center for Law and Social Policy, Feb. 8,
1999.

Roulet, Marguerite.  “Poor Fathers and Child Support: A Need
for Employment and Training.”  Collaborator 4, Winter
1998
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Sorenson, Elaine.  “Welfare Reform and Low-Income Non-
custodial Fathers.”  Challenge 41,  July/August 1998.

———.  Low-Income Noncustodial Fathers: Who Are They and
What Are States Doing to Assist Them in Their Efforts to
Pay Child Support?  Washington, D.C.:  Urban Institute,
1996.

———.  National Survey of America’s Families.  Preliminary
calculations by Urban Institute.  Washington, D.C.:  Ur-
ban Institute,  1997.

———.  Obligating Dads: Helping Low-Income Noncustodial
Fathers Do More for Their Children.  Washington, D.C.:
Urban Institute, 1999.

Sorensen, Elaine, and Chava Zibman. To What Extent Do
Children Benefit From Child Support?  Assessing the New
Federalism.  Washington, D.C.: Urban Institute, 2000.

State Action Regarding $50 Pass-Through and Disregard. Cen-
ter on Law and Social Policy: 1999.  URL:  http://
www.clasp.org/pubs/childenforce/50pasdis.htm

Turetsky, Vicki. You Get What You Pay For: How Federal and
State Investment Decisions Affect Child Support Performance.
Washington, D.C.:  Center on Law and Social Policy,
December 1998.

Fatherhood Internet Resources

Broke But Not Deadbeat
http://www.calib.com/peerta/pdf/
BROKENOTDEADBEAT.PDF

The Center on Fathers, Families and Public Policy
http://www.cffpp.org/

Center for Law and Social Policy
http://www.clasp.orc/pubs/childrenforce/child_support
_enforcement.htm

The Fatherhood Project, Families and Work Institute
http://www.fatherhoodproject.org/

Florida Commission on Responsible Fatherhood
http://www.fcorf.org/

Fragile Families and Child Well-Being Studies
http://opr.princeton.edu/crcw/ff/

The Institute for Responsible Fatherhood and Family Revi-
talization
http://www.responsiblefatherhood.org/

National Center on Fathers, Families and Public Policy
http://www.ncoff.gse.upenn.edu/

National Center on Fathering
http://www.fathers.com/

The National Fatherhood Initiative
http://www.fatherhood.org

National Practitioners Network for Fathers and Families
http://www.fatherhoodproject.org/npnpage.htm

U.S Office of Child Support Enforcement Fathers Page
www.acf.dhhs.gov/programs/cse/rpt/fth/fth_m.htm

Welfare Information Network:  Fatherhood and Family For-
mation
http://www.welfareinfo.org/fatherho.htm

Incarcerated Fathers Resources

Brenner, Eric.  Fathers in Prison: A Review of the Data. Univer-
sity of Pennsylvania:  National Center on Fathers and Fami-
lies, 1998.

Children with Incarcerated Parents:  A Fact Sheet.  Child Wel-
fare League of America, 1999.  URL http://www.cwla.org/
cwla/prison/facts99.html.

Hairston, Creasie Finney, and Cynthia Seymour eds. “Chil-
dren with Parents in Prison.”  Child Welfare Journal of
Policy, Practice, and Program 37, no. 5 (September/Oc-
tober 1998).

Child Welfare Journal of Policy, Practice, and Program 37, no. 5
(September/October 1998).

Rothschild Cavanaugh, Karen, and Daniel Pollack.  “Child
Support Responsibilities of Inmates,” Corrections Compen-
dium (May 1998):  7.

Incarcerated Fathers Internet
Resources

Child Welfare League of America
www.cwla.org/cwla/prison

ChIPs—Children of Incarcerated Parents
www.dreamscape.com/ccacny/chips.htm

The Corrections Connection
www.corrections.com
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Family and Corrections Network
www.fcnetwork.org

FamilyWorks
www.osborney.org/family.html

Parents and Children Together, Inc. (P.A.C.T.)
www.fcnetwork.org/programs/pact.html

Project Return (Tulane University of Public Health and Tropi-
cal Medicine)
www.projectreturn.com/

Project SEEK (Services to Enable and Empower Kids)
www.fcnetwork.org/reading/mott.html

U.S. Department of Justice—Bureau of Justice Statistics
www.ojp.usdoj.gov/bjs/

Vera Institute of Justice
www.vera.org

Pregnancy Prevention Resources

The Alan Guttmacher Institute. Contraception Counts: State-
By-State Information.  New York, N.Y.: The Alan
Guttmacher Institute, 1997.

Glei, Dana A.  “Measuring Contraceptive Use Patterns Among
Teenage and Adult Women.” Family Planning Perspec-
tives, March/April 1999.

Guiden, Mary. Teen Pregnancy Prevention: A Legislator’s Guide.
Denver: National Conference of State Legislatures, 1999.

National Campaign to Prevent Teen Pregnancy. Get Organized:
A Guide to Preventing Teen Pregnancy. Washington, D.C.:
The National Campaign to Prevent Teen Pregnancy, June
1999.

Ooms, Theodora, et al. Not Just for Girls:  Involving Boys and
Men in Teenage Pregnancy Prevention.   The National
Campaign to Prevent Teen Pregnancy, 1997.

Saul, Rebekah. Using and Misusing Data on Age Differences
Between Minors and Their Sexual Partners.   The
Guttmacher Report.  Washington, D.C.: The Alan
Guttmacher Institute, August 1999.

Schoen, Cathy, et al.  The Health of Adolescent Boys: Common-
wealth Fund Survey Findings.  The Commonwealth Fund,
June 1998.

Sidwell, Heather and Nicole Kendell. “Male Involvement in
Teen Pregnancy Prevention Programs.” Issue Brief.  Den-
ver:  National Conference of State Legislatures, Feb. 12,
1999.

Urban Institute. Involving Males in Preventing Teen Pregnancy:
A Guide for Program Planners. Washington, D.C.: The
Urban Institute, 1998.

Pregnancy Prevention Internet
Resources

Alan Guttmacher Institute
http://www.agi-usa.org/

Annie E. Casey Foundation, Kids Count
http://www.aecf.org/kidscount/

Centers for Disease Control and Prevention, Division of Ado-
lescent and School Health
http://www.cdc.gov/nccdphp/dash/

Child Trends
http://www.childtrends.org

Institute for Youth Development
http://www.youthdevelopment.org/

Henry J. Kaiser Family Foundation
http://www.kff.org/

National Campaign to Prevent Teen Pregnancy
http://www.teenpregnancy.org/

National Center for Health Statistics
http://www.cdc.gov/nchs/

National Organization on Adolescent Pregnancy, Parenting
and Prevention
http://www.noappp.org/

Office of Adolescent Pregnancy Program
http://www.hhs.gov/progorg/opa/titlexx/oapp.html

Urban Institute
http://www.urban.org/

U.S. Department of Health and Human Services’ National
Strategy to Prevent Teen Pregnancy
http://aspe.hhs.gov/hsp/teenp/teenpreg99.htm

Welfare Information Network
http://www.welfareinfo.org/teen.htm


